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The Public Printer has demonstrated the leadership commitment that is 
essential to transforming GPO, stating that GPO is going to have to 
reengineer itself to remain relevant and viable for the future.  Under the 
Public Printer’s direction, GPO has taken several steps that recognize the 
important role strategic human capital management plays in its 
transformation.  For example, GPO created and filled the position of Chief 
Human Capital Officer (CHCO), shifted the focus of existing training and 
expanded opportunities for more staff to attend needed training, enhanced 
recruitment strategies, and initiated a process to develop an agency strategic 
plan and an accompanying strategic workforce plan. 
 
To sustain its transformation efforts, GPO’s leadership needs to ensure that 
managers throughout the agency appreciate the importance of their role in 
managing GPO’s workforce and helping transform the agency.  Furthermore, 
now that GPO has hired a CHCO, it can begin to restructure its human 
resources office to better support its transformation by adopting a more 
strategic view of human capital management and by having human resources 
officials work collaboratively with GPO managers.  To further support its 
transformation, GPO should use strategic workforce planning to help ensure 
that its staff has the skills needed to meet emerging needs.  A workforce plan 
that includes both an inventory of current GPO employees’ knowledge and 
skills and an identification of the knowledge and skills GPO needs in the 
future will best support GPO’s transformation.  Finally, a modern, effective, 
and credible performance management system can help GPO facilitate the 
transformation process and serve as the basis for establishing individuals’ 
roles and accountability in the transformation.  Performance management 
can also help GPO achieve results, accelerate change, and facilitate two-way 
communication between managers and employees. 
 
GAO makes numerous recommendations to GPO on the steps it should take 
to strengthen its human capital management in support of its transformation. 
These recommendations can guide GPO as it seeks to meet the changing and 
emerging information needs of its customers.  The focus of GAO’s 
recommendations is on the following four interrelated areas: 
 

• communicating the role of managers in GPO’s transformation, 
• strengthening the role of the human resources office, 
• developing a strategic workforce plan to ensure GPO has the skills 

and knowledge it needs for the future, and 
• using a strategic performance management system to drive change. 
 

By implementing the recommendations in these four areas, GPO can build 
the strong human capital foundation needed to reinforce the transformation 
now under way. 
 

The Government Printing Office 
(GPO) has undertaken the task of 
transforming itself in response to 
pressing fiscal and other realities in 
the 21st century.  This report 
focuses on actions GPO’s leaders 
can take to advance its 
transformation efforts through 
strategic human capital 
management and is a part of GAO’s 
response to a congressional request 
that GAO conduct a general 
management review of GPO that 
focuses on issues related to GPO’s 
management and transformation.  
GAO plans to address other 
management topics, including 
strategic planning and financial 
management, in a series of reports 
that may assist GPO in its ongoing 
transformation efforts. 

 

GAO makes many interrelated 
recommendations that reflect the 
important role of human capital in 
GPO’s ongoing transformation. 
These recommendations provide a 
framework to reinforce GPO’s 
initial transformation efforts and 
enhance its future efforts. 
 
We provided a draft of this report 
in September 2003 to the Public 
Printer for review and comment.  
GPO’s Chief of Staff, Deputy Chief 
of Staff, and Chief Human Capital 
Officer provided comments orally 
and by e-mail on behalf of GPO 
generally agreeing with the 
content, findings, and 
recommendations in the draft 
report. 
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GPO’s new CHCO has the opportunity to transform GPO’s Human 
Resources Office into one that integrates GPO’s human capital approaches 
with strategies for achieving programmatic results. The new CHCO realizes 
that this transformation is critical to the success of GPO’s strategic human 
capital efforts and told us that his vision for the Human Resources Office 
includes human capital professionals working strategically with GPO’s line 
managers to integrate the human capital function throughout the agency.

As the CHCO begins his efforts, he can build on the Human Resources 
Office’s ongoing efforts to streamline operations and employ technology to 
meet customer needs and free organizational resources that can be 
redeployed for strategic purposes. GPO’s Human Resources Office is 
streamlining and moving its payroll functions from within GPO to the 
National Finance Center, which handles payroll functions for many federal 
agencies. The Human Resources Office has also developed an automated 
system that alerts managers when employees under their supervision are 
due in-grade promotions and is working to convert employee performance 
ratings into an online/automated format. GPO managers have viewed these 
efforts positively and have indicated that there may be other opportunities 
to further automate and streamline human capital processes.

Recommended Next Steps GPO’s hiring of a CHCO, concurrent with its efforts to begin developing an 
overall agency strategic plan and a complementary strategic workforce 
plan, creates the opportunity for GPO leadership and human capital leaders 
to work together to strengthen the role of human capital and ensure that it 
will be integrated with strategies for accomplishing GPO’s mission and 
program goals. To effectively support GPO’s overall transformation efforts, 
the CHCO will need to develop a new human capital organization with a 
strong collaborative focus and culture. This may involve a number of steps, 
such as establishing a strategic vision for the Human Resources Office and 
ensuring that human capital professionals have the competencies needed 
to collaborate with GPO’s managers. The final result should be a Human 
Resources Office that helps integrate human capital approaches with 
GPO’s program strategies throughout the organization by working in 
partnership with managers of all divisions.

To enhance the role of strategic human capital in support of GPO’s 
transformation efforts, the Public Printer should take the following actions:

• Include human capital leaders in agency strategic planning and decision 
making. Involving these leaders as full partners would acknowledge 
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both the commitment of the Public Printer to strategically managing 
GPO’s people and create the expectation that human capital 
professionals will contribute to organizational success.

• Establish an entity, such as a human capital council, that is accountable 
for integrating human capital approaches with strategies for achieving 
programmatic goals. The group’s members should include both program 
managers and human capital professionals. As GPO develops and 
implements its strategic plan and human capital plan, the group can help 
ensure that the plans are integrated.

• Communicate clearly that the CHCO should create a Human Resources 
Office that is not solely focused on routine processing and compliance 
issues but is also focused on strategic human capital planning and 
management.

To further the integration of human capital with GPO’s strategies for 
transformation and mission accomplishment, the CHCO should take the 
following actions:

• Establish a human capital strategic vision, and a mission for the Human 
Resources Office, and define goals and expectations for human capital 
professionals as well as the Human Resources Office that can be used to 
hold human capital professionals accountable.

• Strengthen communication between human capital officials and 
program managers to enhance the understanding of how they can work 
together to achieve organizational goals. As a key part of strengthening 
communication, the CHCO should routinely solicit the feedback of GPO 
managers to identify how the Human Resources Office can best meet 
managers’ needs and help them uphold federal merit principles.

• Consider how to organize the Human Resources Office to align it with 
the strategic vision and best achieve integration of GPO’s human capital 
approaches and mission strategies. One potential approach used 
successfully in other federal agencies is to integrate human capital 
professionals throughout the agency’s operational divisions. Each of 
these human capital professionals reports to a particular operating 
division leader and is tasked with implementing and customizing human 
capital policies, procedures, and strategies to fit the division's unique 
needs.
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• Ensure that human capital professionals have the skills needed to 
implement the Human Resources Office’s mission, thereby helping to 
achieve the goals of the Human Resources Office and the agency as a 
whole. This will include providing necessary training for current human 
capital professionals and hiring new human capital professionals with 
the appropriate skills to help implement the Human Resources Office’s 
mission. 

• Further explore how technological advances can provide opportunities 
to better serve managers and free organizational resources that can be 
redeployed for strategic purposes.

Together, the Public Printer and the CHCO should clearly define and 
communicate to the human capital professionals, as well as throughout 
GPO, that the role of the Human Resources Office is to partner with the 
other units within GPO to achieve the agency’s mission. The town hall 
meetings initiated by the Public Printer are one forum in which this type of 
communication can happen. It should be made clear that agency and 
human capital leaders, human capital professionals, and line managers 
share responsibility for advancing agency programmatic and human capital 
goals.

Strategic Workforce 
Planning Can Assist 
GPO’s Transformation

A key factor in successfully transforming GPO and sustaining high 
performance is the effective integration and alignment of GPO’s human 
capital approaches with its strategies for achieving mission and 
programmatic goals and results. GPO should use strategic workforce 
planning to integrate and align its human capital approaches with its 
mission strategies. Strategic workforce planning focuses on developing 
long-term strategies for acquiring, developing, and retaining an 
organization’s workforce to meet future needs. It is an essential element of 
GPO’s management infrastructure, which is needed to ensure that its 
human capital program addresses workforce issues in a manner that is 
clearly linked to achieving the agency’s mission and goals.

The goal of strategic workforce planning is to ensure that the right people 
with the right skills are in the right place at the right time. Agency 
approaches to workforce planning can vary with their particular needs and 
missions. Nevertheless, looking across existing successful public and 
private organizations, certain critical elements recur as part of a successful 
workforce plan and workforce planning process. Although fluid, this 
process starts with an organization setting a strategic direction that 
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includes program goals and strategies to achieve those goals. The process 
consists of five critical elements that frame successful workforce planning 
efforts. Figure 4 uses a simple model to show these critical elements and 
their relationships to the agency’s overall strategic direction and goals. 

Figure 4:  Critical Elements to Include in the Workforce Planning Process

These five elements may be helpful to GPO in developing its plan:

• involve top management, employees, and other stakeholders in 
developing, communicating, implementing, and evaluating the strategic 
workforce plan;

• determine workforce gaps by identifying the critical skills and 
competencies that will be needed to achieve the future programmatic 

Involvement
of management
and employees

Workforce gap
analysis

Workforce strategies
to fill the gaps

Evaluation of 
and revisions
to strategies

Source: GAO.

Set strategic
direction

Build capability to support workforce strategies 
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results, inventorying the skills and competencies of the existing 
workforce, and analyzing the gaps;

• develop strategies to address gaps in number, deployment, and the 
alignment of human capital approaches that enable and sustain the 
contributions of all critical skills and competencies;

• build the capability needed to address administrative, educational, and 
other requirements important to support workforce strategies; and

• monitor and evaluate the agency’s progress toward its human capital 
goals and the contribution that human capital results have made toward 
achieving programmatic goals.

Additionally, collecting and analyzing data is a fundamental building block 
for measuring the effectiveness of human capital approaches in support of 
the mission and goals of an agency. Having complete and reliable data is 
particularly important to doing a workforce gap analysis. Early 
development of the data provides a baseline by which an agency can 
identify current workforce problems, and regular updating of the data 
enables agencies to plan for improvements, manage changes in the 
programs and workforce, and track the effects of changes on achieving 
program goals. As shown in figure 5, agencies can collect and analyze a 
variety of information to support their workforce planning efforts. 
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Figure 5:  Examples of Workforce Data That Are Collected and Analyzed by Other 
Federal Agencies

Status of GPO’s Workforce 
Planning Efforts

GPO leaders have shown that they understand the benefits of involving 
managers and employees in developing human capital initiatives and have 
the opportunity to continue this practice to support GPO’s workforce 
planning efforts. GPO has included both managers and employees in newly 
created task forces that are examining the training needed for the new 
Information Dissemination Division, exploring the creation of a 
gainsharing program, and making decisions to implement the time off 
awards program. GPO managers and labor leaders told us that they view 
participation in these efforts favorably and want more specific information 
about the role that they could play in GPO’s transformation. GPO 
leadership can build on its experiences in using management and employee 
task forces and on the interest and support shown by these managers and 
employees by involving them in workforce planning. Involving GPO 

�  Actual and projected attrition rates (including retirements) showing how many  
 people have left the agency in the past and the estimated number who will leave in  
 the future.

�  Exit surveys or interviews with departing employees to better understand the  
 reasons that people leave.

�  Knowledge, skills, and experiences of the current workforce.

�  Size and shape of the workforce including information such as, the distribution of  
 employees by pay level and ratio of managers to employees.

�  Dispersal of performance appraisal ratings, such as the mean, mode, and  
 standard deviation of scores.

�  Number of performance awards and their distribution among divisions and offices.

� Total human capital cost in dollars and as a percentage of total operating budget.

� Average period required to fill vacancies, and trends over time.

� Acceptance rates among job candidates to whom positions are offered.

�  Costs of promotion, grade increase, and within-grade increases.  

Source: GAO.
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employees in strategic workforce planning can build support and foster a 
clear understanding of how managers and employees can contribute to the 
overall transformation of GPO by doing their part to help develop and 
implement human capital approaches. 

GPO leaders acknowledge the importance of strategic workforce planning, 
including workforce gap analysis, to help GPO transform itself. They 
understand that they need to identify, in greater detail, the new skills and 
competencies that GPO will need and develop an inventory of the skills and 
competencies of its existing workforce to analyze workforce gaps. GPO 
leadership has told us that, currently, it is difficult for leaders to identify all 
of the specific skills and competencies GPO will need because they are still 
working to better define GPO’s future mission and strategies as part of its 
recently initiated strategic planning effort. Although uncertainty about 
GPO’s future may complicate the identification of future workforce needs, 
GPO may find it useful to begin producing an inventory of its employees’ 
skills and competencies and work with its senior managers to identify 
some obvious gaps and establish a more systematic process for analyzing 
workforce gaps as it develops its strategic plan. 

More specifically, although GPO leadership has not systematically 
determined the specific skills it will need to effectively carry out its shifting 
role, it has indicated that GPO’s emphasis will increasingly shift from 
printed information dissemination to more electronic dissemination, and in 
some areas GPO has begun to identify some potential skills gaps. For 
example, the Superintendent of Documents said that the skills needed to 
complete GPO’s document cataloging function are changing rapidly as the 
number of electronic documents increases. Cataloging now requires 
Internet searching skills and greater sophistication to locate documents 
that are available on agency Web sites. While GPO currently lacks a fact-
based systematic approach to define the critical skills and competencies 
required to meet its strategic program goals, it can use available 
information about skills gaps as a starting point for its workforce planning 
activities. 

To help meet its skills gaps, GPO has begun by strengthening its ability to 
recruit and develop staff. GPO formed a strategic partnership with leading 
universities in the areas of printing and graphic communications and 
initiated a recruiting drive to attract graduates in other disciplines, such as 
business administration and electrical, mechanical, and chemical 
engineering. Also, GPO hired experts who possess skills and competencies 
for addressing immediate needs, such as developing new sales and 
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marketing strategies, to serve in temporary positions. To develop its 
existing workforce, GPO has shifted the focus of existing training and 
expanded opportunities for more staff to attend needed training.

Recent actions by GPO’s leaders demonstrate an understanding of the need 
to consider workforce skills and knowledge when making business 
decisions and implementing human capital approaches. For example, GPO 
made the business decision that it needed to decrease its staff by about 300 
people to reduce its costs. To achieve this reduction, GPO initiated a 
retirement separation incentive program, which included an approach to 
ensure that GPO retained employees with critical knowledge and skills. 
This approach involved GPO’s executive committee screening employees 
to separate early retirement applicants into two groups, priority 1 and 
priority 2. Priority 1 applicants held positions that would not be filled 
because the positions were no longer necessary. Priority 2 applicants held 
positions that would be filled by other GPO employees, who would leave 
positions that would not be filled. Thus, GPO took a step toward stemming 
its operating losses while ensuring the retention of needed knowledge and 
skills.

Workforce planning includes building the capability to support workforce 
strategies by addressing administrative, educational, and other 
requirements. For example, it is important for GPO to educate managers on 
the use of available human capital flexibilities, such as the time-off awards 
program recently introduced at GPO. Educating managers and employees 
on the availability and use of such flexibilities is one way for GPO to 
integrate human capital approaches throughout the organization. Managers 
and supervisors can be more effective in using time off awards and other 
authorities if they are properly trained on when they can be used and how 
to ensure consistency, fairness, and transparency for their use. 

GPO collects some data on its workforce, including the number of people 
eligible for retirement and the results of employees’ performance reviews. 
However, GPO lacks information necessary to evaluate the effectiveness of 
its workforce strategies. Attention to the development and collection of 
workforce data could help ensure that GPO’s human capital approaches are 
supporting its strategies for achieving results and transforming the 
organization.

GPO's managers can use human capital data like those shown in figure 5 to 
help them identify human capital challenges, develop strategies to address 
them, and create measures to assess the strategies' success. For example, 
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exit interviews can help GPO develop effective workforce strategies to 
address the reasons why top performing staff leave. Although overall 
attrition may not be a problem for GPO given its current downsizing 
efforts, it is important for GPO to retain top performers who have the skills 
it needs in the future. Some managers told us that high-performing staff 
have left GPO for comparable positions at other federal agencies because 
GPO’s promotion possibilities were limited, often resulting from difficulties 
in reclassifying these positions. However, GPO has not conducted 
interviews with its departing employees to confirm their reasons for 
leaving. Without comprehensive data on why people leave GPO, it cannot 
determine what types of actions it should take, if any, to retain top 
performers.

Recommended Next Steps To ensure that human capital strategies are integrated throughout the 
agency, GPO should develop a strategic workforce plan that can guide its 
transformation and support mission accomplishment. The Public Printer 
and the CHCO should take the following actions:

• Involve staff in all phases of workforce planning to help improve the 
quality of the plan and build support needed to successfully implement 
it. Specifically, GPO should (1) ensure that top management sets the 
overall direction and goals of workforce planning, (2) involve employees 
and other stakeholders in developing, implementing, and evaluating 
future workforce strategies, and (3) establish a communication strategy 
to create shared expectations, promote transparency, and report 
progress.

• Complete a workforce gap analysis to identify critical skills and 
competency gaps that could affect GPO’s ability to achieve its mission 
and transform the organization. The workforce gap analysis should 
include (1) an analysis of the current workforce to develop an inventory 
of employees’ skills and competencies and (2) a systematic 
identification of the new skills and competencies that GPO will need in 
the future so that it can pinpoint any gaps that could affect its mission 
accomplishment and transformation.

• Develop strategies to address any identified workforce gaps and move 
from the current to the future workforce needed to achieve GPO’s 
mission and transformation. These strategies, consistent with recent 
efforts at GPO, should include the programs, policies, and practices that 
will enable an agency to recruit, develop, and retain critical staff.
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• Build the capability to support workforce strategies by addressing 
administrative, educational, and other requirements. To this end, 
managers and employees need training to understand how to use 
available human capital authorities and flexibilities effectively so that 
they are implemented equitably and their strategic purpose is fulfilled.

• Evaluate the results of current human capital strategies and make any 
needed revisions to ensure that the strategies work as intended and 
support the transformation. This will provide a baseline by which to 
evaluate these strategies to ensure alignment with its mission and 
transformation efforts. 

• Develop performance measures for GPO’s human capital strategies. 
Such measures are a first step in holding managers accountable for their 
management of human capital and provide valuable data for future 
workforce planning efforts. GPO could benchmark its human capital 
data against the data of high-performing organizations.

• Periodically survey managers and employees regarding human capital 
strategies to ensure that they are being implemented fairly, observing 
federal merit principles, and being used appropriately.

Performance 
Management Can Help 
GPO Drive Internal 
Change and Achieve 
External Results

In July 2003, we reported that an organization’s performance management 
system can be a vital tool for aligning the organization with desired results 
and creating a “line of sight” showing how team, unit, and individual 
performance can contribute to overall organizational results. The 
performance management system can help manage and direct the 
transformation process. The system serves as the basis for setting 
expectations for individuals’ roles in the transformation process.13 
Effective performance management systems are not merely used for once- 
or twice-yearly individual expectation setting and rating processes, but are 
tools to help the organization manage day to day. These systems are used to 
achieve results, accelerate change, and facilitate two-way communication 
throughout the year so that discussions about individual and organizational 
performance are integrated and ongoing.

13 GAO-03-669.

http://www.gao.gov/cgi-bin/getrpt?GAO-03-669
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In March 2003, we reported on key practices for federal agencies to 
consider when developing modern, effective, and credible performance 
management systems.14 While it is important that organizations develop 
performance management systems that reflect their specific structures, 
priorities, and cultures, these systems also reinforce individual 
accountability for results, and therefore, can strengthen overall agency 
performance. Figure 6 lists nine key practices for effective performance 
management that GPO may find instructive as it develops a more robust 
performance management system.

14 U.S. General Accounting Office, Results-Oriented Cultures: Creating a Clear Linkage 

between Individual Performance and Organizational Success, GAO-03-488 (Washington, 
D.C.: Mar. 14, 2003).

http://www.gao.gov/cgi-bin/getrpt?GAO-03-488
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Figure 6:  Key Practices for Effective Performance Management

1. Align individual performance expectations with organizational goals. An explicit alignment of daily activities with broader  
 results helps individuals see the connection between their daily activities and organizational goals and encourages individuals  
 to focus on their roles and responsibilities to help achieve those goals.

2.  Connect performance expectations to crosscutting goals. High-performing organizations use their performance  
 management systems to strengthen accountability for results, specifically by placing greater emphasis on fostering the  
 necessary collaboration, interaction, and teamwork across organizational boundaries to achieve these results.

3.  Provide and routinely use performance information to track organizational priorities. High-performing organizations  
 provide objective performance information to individuals to show progress in achieving organizational results and other  
 priorities and help them manage during the year, to identify performance gaps, and to pinpoint improvement opportunities.

4.  Require follow-up actions to address organizational priorities. High-performing organizations require individuals to take  
 follow-up actions based on performance information available to them. By requiring and tracking such follow-up actions on  
 performance gaps, these organizations underscore the importance of holding individuals accountable for making progress on  
 their priorities.

5.  Use competencies to provide a fuller assessment of performance. High-performing organizations use competencies,  
 which define the skills and supporting behaviors that individuals need to effectively contribute to organizational results, and are  
 based on valid, reliable, and transparent performance management systems.

6.  Link pay to individual and organizational performance. High-performing organizations seek to create pay, incentive, and  
 reward systems that link employee knowledge, skills, and contributions to organizational results.

7. Make meaningful distinctions in performance. Effective performance management systems seek to achieve three key  
 objectives to help make meaningful distinctions in performance. First, they strive to provide candid and constructive feedback  
 to help individuals maximize their contribution and potential in understanding and realizing the goals and objectives of the  
 organization. Second, they seek to provide management with the objective and fact-based information it needs to reward top  
 performers. Third, they provide the necessary information and documentation to deal with poor performers.

8. Involve employees and stakeholders to gain ownership of performance management systems. High-performing  
 organizations have found that actively involving employees and stakeholders in developing the performance management  
 systems and providing ongoing training on the systems helps increase their understanding and ownership of the  
 organizational goals and objectives.

9. Maintain continuity during transitions. High-performing organizations recognize that because cultural transformations take  
 time, they need to reinforce accountability for organizational goals.

Source: GAO.
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Analysis of GPO’s 
Performance Management 
Efforts

GPO has begun to make progress on two of the key practices for effective 
performance management. GPO has taken a first step toward aligning 
individual performance expectations with organizational goals by 
beginning to develop an agency strategic plan and complementary 
workforce plan. GPO is also beginning to explore the use of competencies 
to provide a fuller assessment of performance. The other seven key 
practices present opportunities for GPO to strengthen its performance 
management system. For example, GPO presently does not make 
meaningful distinctions in performance or link pay to individual and 
organizational performance. As GPO explores actions to strengthen its 
performance management, it has the opportunity to involve employees and 
stakeholders so that they gain ownership of the performance management 
system. 

An explicit alignment of daily activities with broader results is one of the 
defining features of effective performance management systems in high-
performing organizations. These organizations use their performance 
management systems to improve performance by helping individuals see 
the connection between their daily activities and organizational goals and 
encouraging individuals to focus on their roles and responsibilities to help 
achieve these goals. Such organizations continuously review and revise 
their performance management systems to support their strategic and 
performance goals, as well as their core values and transformational 
objectives.

Currently, GPO requires that supervisors set annual performance 
expectations for all staff that are linked to employees’ position descriptions 
rather than unit goals. Once GPO’s strategic plan and organizational goals 
are established, GPO can use them as the basis for setting individual 
performance expectations and ensuring related accountability. However, 
GPO can begin to use the performance management system now to drive 
its transformation and hold individuals accountable for helping to achieve 
critical organizational priorities, such as improving GPO’s financial 
condition and customer service. For example, we were told that employees 
in GPO’s Information Dissemination Division lack basic sales techniques, 
like matching customer needs with available products. GPO could create a 
performance expectation for its sales staff related to their knowledge of 
GPO products. The performance expectation could help GPO improve its 
financial condition and customer service as staff become more familiar 
with the types of products GPO offers and matching these products to 
customers’ needs.
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Further, GPO could help staff achieve organizational goals by requiring that 
managers take follow-up actions to address performance gaps. For 
example, GPO could routinely collect and analyze information from its 
customers to determine their views on the quality and timeliness of the 
products and services GPO provides as well as their current and future 
needs. Through the performance management system, managers in GPO's 
in-house printing operation could be required to use this information to 
follow up on recurring issues and plan for its customers' future needs.

High-performing organizations use competencies to examine how the 
performance of individual employees contributes to the organization’s 
results. Competencies, which define the skills and supporting behaviors 
that individuals are expected to exhibit to carry out their work effectively, 
can provide a fuller picture of an individual’s performance. Because GPO is 
developing its agency strategic plan and related workforce plan, identifying 
core competencies for employees will necessarily lag. However, some GPO 
managers have started to identify critical competencies for employees in 
their units. For example, one manager in the Human Resources Office 
plans to revise the performance expectations for her staff to include a 
focus on customer service in order to improve the collaboration between 
her staff and managers throughout GPO. More generally, GPO is identifying 
competencies for senior managers to be included in their performance 
contracts. 

Effective performance management requires the organization’s leadership 
to make meaningful distinctions between acceptable and outstanding 
performance of individuals and to appropriately reward those who perform 
at the highest level. In doing so, performance management systems in high-
performing organizations typically seek to achieve three key objectives: (1) 
they strive to provide candid and constructive feedback to help individuals 
maximize their contribution and potential in understanding and realizing 
the goals and objectives of the organization, (2) they seek to provide 
management with the objective and fact-based information it needs to 
reward top performers, and (3) they provide the necessary information and 
documentation to deal with poor performers.

GPO’s performance management system does not make meaningful 
distinctions among employees’ performance in the performance appraisal 
process. Managers told us that attention given to preparing individual 
performance ratings had decreased over the past decade due to the lack of 
performance awards. In addition, they said that since the ratings were not 
used as the basis for employee recognition, there was little incentive for 
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mangers to make distinctions among their employees’ performance when 
rating their staff. As a result, managers said that they rated large numbers 
of their staff as outstanding to boost morale and to avoid employee 
complaints. Figure 7 shows that over 94 percent of the employees who 
were rated in 2001 received an overall rating of outstanding or excellent.

Figure 7:  2001 Performance Ratings for Current GPO Employees

Note: Data are 2001 ratings of on-board employees as of August 7, 2003. Data for 2002 are not yet 
available.
aThis number is less than GPO’s current number of staff, or 2,928, because it does not include 
employees hired since 2001 and those not rated because they were not covered by performance 
standards for a minimum of 90 days.

The lack of identified distinctions among employee’s performance 
compromises GPO’s ability to select among employees for development 
and advancement opportunities. In the absence of objective and fact-based 
performance information, managers rely on their personal knowledge of 
employee performance and employees’ reputations. Having objective and 
fact-based information and related documentation on which to justify 
personnel decisions is fundamental to ensuring that managers can 
effectively fulfill their responsibilities to uphold federal merit system 
principles. Further, without this information, managers lack the basic tools 
to motivate and reward staff for their performance. 

70%

2,283 employeesa

Source: GPO.
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Seniority rather than performance is the basis for most pay decisions by 
GPO managers, and financial awards are not used to reward GPO’s top 
performers. However, GPO’s leadership recognizes the need to strengthen 
incentives for individual and organizational performance and has taken 
some actions to stimulate higher performance. On February 10, 2003, GPO 
instituted a time-off awards program to recognize outstanding effort by 
rewarding productivity, dedication, creativity, and superior 
accomplishment. Before the time-off awards program was introduced, GPO 
had been without any mechanism to recognize and reward outstanding 
performance since 1992 when funding for its incentive awards and 
recognition system was removed due to financial constraints and equity 
concerns. While the time-off awards program represents an improvement 
in GPO’s rewarding of employees for good performance, several managers 
told us that GPO needs to do more to reward performance through 
financial mechanisms. Consistent with this view, GPO leadership recently 
formed a task force to determine the feasibility of developing a gainsharing 
program modeled after the program at the Bureau of Engraving and 
Printing, which rewards employees for meeting organizational goals. Under 
the program, all employees share in the gains from proven savings 
according to predetermined standards and payout formulas.

High-performing organizations have found that actively involving 
employees and stakeholders, such as unions or other employee 
associations, when developing results-oriented performance management 
systems helps improve employees’ confidence and belief in the fairness of 
the system and increases their understanding and ownership of 
organizational goals and objectives. Effective performance management 
systems depend on individuals’, their supervisors’, and management’s 
common understanding, support, and use of these systems to reinforce the 
connection between performance management and organizational results. 
These organizations recognize that they must conduct frequent training for 
staff members at all levels of the organization to maximize the 
effectiveness of the performance management systems.15 Overall, 
employees and supervisors share the responsibility for individual 
performance management. Both are actively involved in identifying how 
they can contribute to organizational results and are held accountable for 
their contributions.

15U.S. General Accounting Office, Human Capital: Practices That Empowered 
and Involved Employees, GAO-01-1070 (Washington, D.C.: Sept. 14, 2001).

http://www.gao.gov/cgi-bin/getrpt?GAO-01-1070
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GPO leadership has demonstrated that it understands the importance of 
working with employees at all levels of the organization to implement 
human capital changes. As GPO moves forward to make additional needed 
changes to its performance management system, it is vital that leaders 
work to further strengthen the involvement of employees and stakeholders 
such as GPO’s unions and employee associations. GPO cannot successfully 
improve its performance management system without the support and 
commitment of its many unions, which have substantial influence over 
GPO’s human capital policies because of their right to bargain for wages. 
Given that union leaders and GPO’s leadership agree that GPO’s 
performance management system is ineffective, common ground exists 
from which GPO, GPO’s employees, and the employees’ elected 
representatives can begin a dialogue about how best to change the system. 
The constructive relationship that currently exists between GPO’s union 
leaders and GPO management can facilitate this dialogue.

Recommended Next Steps Public sector organizations both in the United States and abroad have used 
their performance management systems to create a clear linkage—“line of 
sight”—between individual performance and organizational success and, 
thus, transform their cultures to be more results-oriented, customer-
focused, and collaborative. GPO can obtain similar benefits by adopting the 
practices of leading organizations’ performance management systems. 
Specifically, the Public Printer, in conjunction with the CHCO should take 
the following actions:

• Align the individual performance expectations with organizational 
goals, which helps individuals identify the connection between their 
daily activities and organizational goals. 

• Connect performance expectations to crosscutting organizational goals, 
which would foster the necessary collaboration, interaction, and 
teamwork across organizational boundaries to achieve these results. 

• Provide and routinely use performance information to track 
organizational priorities, which would help GPO identify performance 
gaps and pinpoint improvement opportunities.

• Require individuals to take follow-up actions on identified performance 
gaps to address organizational priorities, which underscores the 
importance of holding individuals accountable for making progress on 
their priorities.
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• Use competencies, which define the skills and supporting behaviors that 
individuals are expected to exhibit, to provide a fuller assessment of 
performance.

• Link employee pay and awards to individual and organizational 
performance, which establishes incentives for high performance. 

• Make meaningful distinctions in performance, which provides a basis 
for constructive feedback, rewarding top performers, and dealing with 
poor performers.

• Involve employees and stakeholders in the development of the 
performance management system which helps increase their ownership 
of the organizational goals and objectives. 

• Maintain continuity during leadership transitions by focusing on a broad 
set of programmatic priorities. 

Concluding 
Observations

Realizing the importance of effective human capital management, the new 
Public Printer has taken several important steps to establish the foundation 
needed to successfully transform GPO. However, there are additional 
opportunities for GPO to strengthen human capital management to support 
its progress into the 21st century.

We found that, although GPO’s leadership recognizes the importance of 
human capital management in GPO’s transformation, it must ensure that 
managers appreciate the importance of their roles in order to make the 
entire workforce accountable for results. To achieve this transformation, 
GPO will need to strengthen the role of human capital management and 
ensure that it will be integrated with strategies for accomplishing GPO’s 
mission and program goals. In addition, to ensure that GPO’s workforce has 
the correct mix of skills and competencies for the future, GPO leadership 
will need to establish a strategic workforce planning process. Finally, to 
make GPO’s units and workforce accountable for results, GPO will need to 
strengthen its current performance management systems. GPO’s future 
success will depend largely on how well it is able to build and strengthen 
its capacity to effectively manage human capital in support of results. 
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Agency Comments We provided a draft of this report in September 2003 to the Public Printer 
for his review and comment. GPO’s Chief of Staff, Deputy Chief of Staff, 
and Chief Human Capital Officer provided comments orally and by e-mail 
on behalf of GPO generally agreeing with the content, findings, and 
recommendations of the draft report. They also provided minor technical 
clarifications, and we made those changes where appropriate.

The officials stated that GPO is committed to implementing the 
recommendations that we made to strengthen its human capital 
management and that the recommendations were fully consistent with the 
direction in which GPO is already moving. The officials stated that they 
look forward to continuing to work cooperatively with us throughout 
GPO’s transformation effort and that our ongoing work on legislative and 
executive branch printing requirements will be an important input into 
GPO’s ongoing strategic planning efforts.

Unless you announce its contents earlier, we plan no further distribution of 
this report until 7 days after its issuance date. At that time, we will send 
copies to the Public Printer, GPO, as well as the Joint Committee on 
Printing, and the House Appropriations Legislative Subcommittee, Senate 
Committee on Rules and Administration, and House Committee on 
Administration. We will also make copies available to others upon request. 
In addition, the report will be available at no charge on GAO’s Web site at 
http://www.gao.gov. 

If you have any questions about this report, please contact me or Steven 
Lozano on (202) 512-6806 or on mihmj@gao.gov and lozanos@gao.gov. 
Major contributors to this report were William Reinsberg, Benjamin 
Crawford, Masha Pastuhov-Pastein, and Carole Cimitile.

J. Christopher Mihm 
Director, Strategic Issues

http://www.gao.gov
mailto:lozanos@gao.gov
mailto:mihmj@gao.gov
mailto:lozanos@gao.gov
http://www.gao.gov
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AppendixesObjective, Scope, and Methodology Appendix I
The objective of our review was to describe the Government Printing 
Office’s (GPO) actions and plans for strategically managing its workforce 
and recommend next steps for GPO as it transforms. To identify strategic 
human capital practices and recommend next steps, we reviewed our 
models, guides, reports, and other products on strategic planning and 
performance measurement, strategic human capital management, 
transformation efforts, and other related areas. We used our Model of 

Strategic Human Capital Management to guide our initial analysis. From 
that analysis, we identified a set of human capital issues that could benefit 
GPO if addressed in the short term. These issues include the role of GPO’s 
Human Resources Office and the Chief Human Capital Officer (CHCO), the 
desire to restructure GPO's workforce as part of its transformation, and the 
use of performance management systems. In order to address these 
immediate issues, we narrowed our review to focus on five of the eight 
critical success factors in our model: 

• leadership’s commitment to human capital management,

• the role of the human capital function,

• integration and alignment,

• data-driven human capital decisions, and

• unit and organizational performance linked to organizational goals.

To assess GPO’s actions and plans related to these critical success factors, 
we reviewed statements by the Public Printer; individual performance 
standards, position descriptions, and vacancy announcements; GPO 
policies and procedures; results from GPO’s employee climate survey taken 
in March 2003; studies of GPO human capital issues conducted by the 
Office of Personnel Management and Booz-Allen and Hamilton; 
organizational charts; information from GPO’s intranet; and other relevant 
documentation.

To obtain additional information and perspectives on GPO’s human capital 
issues, we interviewed key senior GPO officials, including the Deputy 
Public Printer; Chief of Staff; Deputy Chief of Staff; Superintendent of 
Documents; Managing Director of Plant Operations; Managing Director of
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Customer Services; the CHCO; former Personnel Director;1 Acting 
Personnel Director; Director, Office of Employee and Labor Relations; 
General Counsel; and Comptroller. We also interviewed GPO officials at the 
next level of management responsible for human capital, information 
dissemination, and customer service and union leaders. In addition, we 
visited GPO headquarters in Washington, D.C., and a distribution center in 
Laurel, Maryland, to talk with frontline managers about their 
responsibilities and the responsibilities of their employees.

We developed the recommended next steps by referring to our models, 
guides, reports, and other products on strategic human capital 
management and identifying additional practices that were associated with 
and would further complement or support current GPO efforts. We 
performed our work from March through September 2003 in accordance 
with generally accepted government auditing standards. 

1 GPO’s Personnel Director retired on July 3, 2003.
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GAO’s Mission The General Accounting Office, the audit, evaluation and investigative arm of 
Congress, exists to support Congress in meeting its constitutional responsibilities 
and to help improve the performance and accountability of the federal government 
for the American people. GAO examines the use of public funds; evaluates federal 
programs and policies; and provides analyses, recommendations, and other 
assistance to help Congress make informed oversight, policy, and funding 
decisions. GAO’s commitment to good government is reflected in its core values of 
accountability, integrity, and reliability.
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